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is SUMMARY AND INTRODUCTION 

Over the twenty-year time span from 1960 through 1980 the City of 
Boston spent $876 million for all forms of City-funded capital 
improvements. Measured in dollars of constant value at 1980 prices 
(adjusting prior year totals upward because they would be worth more 
prior to inflationary trends), the total would be $1.493 billion. This 
is an average of $750 million per decade or $75 million per year spent 
directly by the City solely for capital improvements. 

Most of this sum, $1.344 billion of total capital expenditure, was 
funded by General Obligation Bond authorizations. These had produced an 
average annual bond issuance of $65 million, in constant 1980 dollars, 
since 1960. An analysis of the spending categories from General Bond 
Authorizations by year of issuance follows in Chapter II of this report. 
Since these issuances are added to the City's long-term debt to be 
repaid regularly over the years, Boston's long-term debt outstanding has 
risen from $330 million to $534 million dollars since 1960. (Appendix 
19% 

The remainder of the capital investment was funded by small revenue 
allocations from the General Fund (local tax and non-tax revenue) and 
from Special Funds (state or federal grants directly to the City). An 
analysis of the spending categories for total capital improvements, by 
year of expenditures, including the use of the proceeds of Bond 
Issuances, General, and Special Revenue Funds (with the exception of 
direct federal funded expenditures) follows in Chapter III. Total 
capital improvement investment significantly upgraded the City's 
schools, roads, water/sewer systems, public buildings, hospitals, parks, 


and equipment. 
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While 1960-1967 and 1977-1980 were time periods of modest 
investment in capital improvements, the 1968-1976 era was, by far, the 
heyday of Boston's capital improvement program. During the full twenty 
years, school construction and rehabilitation represented the principal 
concentration of capital expenditures funding (37 percent). Municipal 
facilities (mainly police and fire stations and libraries) made up 19 
percent; water/sewer systems and streets (15 percent), urban 
renewal/economic development projects (14 percent), and hospital 
facilities (10 percent). In addition, building renovations, parks, 
departmental equipment, and miscellaneous categories (8 percent) of 
public improvements were funded. Bond issuance, by categories, 
reflected much the same trends: school facilities (38 percent), 
municipal facilities (16 percent), urban renewal/economic development 
(16 percent), water/sewer/highways/bridges (11 percent), hospital 
facilities (9 percent), and building renovations and parks and equipment 
(10 percent). 

The legacy of these twenty years was one of a bold commitment for 
public spending on capital improvements by the City of Boston. As a 
result, from the outlying neighborhoods to the downtown urban core, 
improvements were made which have significantly upgraded and modernized 
a wide variety of the City's capital facilities. These advances in 
public capital investment provided an extraordinary basis for the 
City'seconomic growth. A large part of the credit for the significant 
growth in Boston's economy, 1976-1981, must certainly be based upon the 
City's urban renewal/economic development and public infrastructure 
investment during the preceding ten years. (Tax incentives, the 


services revolution, federal urban renewal dollars, and large-scale 
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private development investment complemented the role of City public 
investment and planning.) While much more remains to be done on the 
agenda of capital improvements, a creditable record of accomplishment 
has been compiled. 

Before the 1960s, City capital improvements were in a state of 
deterioration and action was peck cae The end of the 1880-1930 
building boom and the economic problems of the Great Depression had 
ushered in a period of economic stagnation and neglect of public 
capital. While the condition of streets, sewers, highways and bridges, 
schools, hospitals and municipal facilities were declining, only minor 
repairs, financed mainly with current revenues, were completed. Between 
1945 and 1959 errs annual City capital expenditures was $45.2 million 
and bond issues averaged $36.4 million (measured in FY1980 dollars). By 
the mid-1950s Boston's net funded long-term debt issued for public 
improvements purposes had fallen to less than $60 million. (Appendix 
Table I.) By that time it was evident that the City's physical infra- 
structure was in need of drastic repair even to maintain the current 
level of use and that newer investment would be necessary to accommodate 
any type of economic growth and resurgence. 

Beginning during the early 1950s, public action began to set in 
place the appropriate agency structures pa financing mechanisms to 
maintain the existing plant and build new capital facilities. The 
Massachusetts Turnpike Authority, Massport, the Boston Redevelopment 
Authority, and the Boston Water and Sewer Commission were some of the 
authorities created through the years to join the MDC and MBTA as public 
entities empowered to fund and implement specific types of capital 


improvements. These authorities used federal, state, and local tax 
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revenues and user fees as well as bond monies to do their work. In 
addition, the City began during the 1960s to institute its own regular 
capital improvements programs from various revenue sources. The City's 
capital improvements program represented a major effort from 1967-1977, 
funded by bonded revenue sources, and substantially enhanced the 
condition of Boston's infrastructure. By 1980, the intensive capital 
improvements program over the previous decade and a half had done much 
to help the City: modernize municipal, school, and hospital facilities; 
promote economic development and urban renewal; upgrade the public 
infrastructure of the water/sewer systems and highway/bridge structures; 
modernize City equipment; and create and maintain public parks. 

This study documents Boston's capital improvement effort, 

particularly over the 1965-1980 period. Capital spending is analyzed in 
total and by function through a review of dollar amounts and percent 
category composition by year, as well as by three selected time periods. 
Four points should be made about the particular data in this research 
study: 

(1) General Obligation Bonds are reported by year of issuance while 
total capital expenditures are reported by fiscal year of 
expenditure. This accounts for some of the minor 
discrepancies between the series. 

(2) Both current year dollar and constant 1980 dollar (inflation 
adjusted) series are presented in the tables. Text discussion 
is of the constant dollar series since it presents a more 
consistent view of real changes over time. 

(3) Federally-funded capital expenditures, except for urban 
renewal/economic development grants, are allocated directly to 
semi-autonomous state and regional authorities, and are not 


included in this report. (Appendix II and III.) 


(4) The appendix tables provide some data about other capital 
expenditures and revenue sources. 
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II. THE FIFTEEN-YEAR RECORD OF BOSTON GENERAL BOND ISSUANCES 
Total Expenditures Trends Over Time 

From 1965 through 1980 Boston issued $778 iii ton in General 
Obligations Bonds for capital improvements. In FY1980 dollars, this 
totalled a grand sum of $1.3 billion. The tables following this section 
document the actual and constant dollar bond issuances over the 
fifteen-year period (See Tables 1 through 7). 

Bond issuances were allocated to the following functions, in order 
of magnitude, using the constant dollar series: 

1. $447 million or 38 percent for school facilities; 

2. $244 million or 17 percent for municipal facilities; 


3. $206 million or 16 percent for urban renewal and economic 
development; 


4. $148 million or 11 percent for public infrastructure including 
water/sewer improvements, highways, and bridges; 


5. $112 million, 9 percent, for hospital facilities and related 
equipment ; 


6. $73 million, or 5 percent, for building renovations and 
maintenance; 


7. $35 million, 3 percent, for park improvements; 

8. $33 million, or 3 percent, for departmental equipment. 
Three Different Periods of Bond Issuances 

Bond issuance trends over the fifteen years are separated into 
three distinct time periods. Marked trends are obvious for each time 
span. The major finding is that the bulk of bond issuances occurred in 
the 1968-1976 era while their functions switched from municipal 
facilities and building renovations toward school facilities and urban 
renewal/economic development over time. These periods can be summarized 


as follows: 
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1. The first three years, 1965-1967, were a time when bond 
issuances summed only thirteen percent of total bond finances 
while the average annual issuance was $56 million. Funding 
was raised largely for municipal facilities, infrastructure, 
and urban economic development. 


2. The middle span covering 1968-1976 was a time when 68 percent of 
bond issues were authorized. $887 million dollars of constant 
dollar bond monies averaged $99 million per year. School 
facilities received the largest share of dollars for all 
functions at 37 percent. Also, municipal facilities and urban 
economic development totalled 17 and 16 percent of all 
authorizations, respectively. 


3. The later years, 1977-1980 accounted for only 19 percent of all 
bond-funded improvements as they averaged $61 million per 
year. Schools received almost half of the emphasis, 46 
percent, as urban economic development, municipal facilities, 
and infrastructure received only moderate funding. 
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III. THE TWENTY-YEAR RECORD OF BOSTON'S CAPITAL EXPENDITURES 
Total Expenditures Trends Over Time 
During the twenty years, 1960-1980, $1.493 billion was spent by the 
City for all forms of capital improvements, measured in dollars of 
constant value at 1980 prices. This ambitious task was accomplished 
with General Obligation Bonds, and City General and Special Revenue 
Funds. The following tables and charts document these capital outlays 
over time in current and constant dollars. (Tables 8 through 14). 
Capital expenditures were allocated to the following functions, in 
order of magnitude: 


1. $500.7 million or 34 percent of all expenditures went to 
upgrading and modernizing school facilities; 


2. $274.9 million or 19 percent went to municipal facilities 
investment for such structures as police and fire stations, 
libraries, and recreation centers; 


3. $225.1 million or 15 percent went toward upgrading public 
infrastructure, such as water and sewer lines, streets, 
highways, and bridges; 


4. $214 million or 14 percent was spent on urban renewal/economic 


development related improvements to stimulate and complement 
private commercial, industrial, and residential development; 


5. $148 million or 10 percent was spent directly for public 
hospital and health care facilities; 


6. $80.1 million or 5 percent of total capital funding went for a 
variety of smaller items such as building renovations, traffic 
and parking facilities, equipment and all other miscellaneous 
goods; and 


7. $49.5 million or 3 percent went toward park improvements or 
development. 


Three Different Periods of Capital Spending 
Again, funding for capital investments over the last twenty years 


can be divided into three distinct periods of spending patterns. These 
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times are marked by their different record of spending totals and their 
different composition of spending by category. 


1. The initial eight years, 1960-1967, was a time of moderate 
capital spending, $325.4 million or 22 percent of the total 
(in 1980 dollars). The annual average was $41 million. 
Funding was primarily channeled into municipal facilities 
(including the Hynes Auditorium and the Boston Public Library 
edition) and public infrastructure such as water/sewer lines, 
and roads and highways. 


2. The 1968-1976 time span was the period of the largest sums of 
capital funding over the two decades when an average of $116.2 
million were poured into capital improvements for a total of 
$930 million. Over this eight-year period, 62 percent of all 
of the twenty year capital improvements were expended. The 
largest emphasis was for school construction while urban 
renewal/economic development and municipal facilities also 
received much greater funding. 


3. The four final years, 1977-1980, again ushered in a period of 
only moderate spending at a total of $237.4 million and an 
annual average of $59 million. This sum was only 16 percent 
of the total twenty-year expenditures. Once again, schools 
received the most funding as a 47 percent share of total 
spending. Urban Renewal and Public Infrastructure also 
received significant emphasis in this time. 
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IV. CATEGORIES OF CAPITAL IMPROVEMENTS EXPENDITURES 

A more detailed review of capital outlays over the twenty-year 
period, 1960-1980, shows how the composition of spending varies with 
time. In general terms, emphasis changed from municipal facilities and 
public infrastructure to a broader funding of many functions emphasizing 
schools and economic development-related projects. These functional 
categories represented a shift in priorities to school construction that 
was vitally needed, the removal of water/sewer functions out of the City 
and into a separate commission, the expansion of federal funding sources 
toward economic development as well as transportation projects, and a 
City policy of expanding and upgrading parks, equipment, and older 
buildings. The slowdown in capital improvements spending, 1977-1980, 
was accomplished largely by cuts across the full range of categories 
with slightly more cutbacks in hospital and municipal facilities. 

Schools 

Educational facilities became a significant priority for the City 
given many of the City's older, 19th century buildings, and court 
mandates associated with desegregation. Thirty-two new schools were 
built throughout the many neighborhoods in the 1968-1978 period alone, 
following an extended time of only minimal capital spending. The 
commitment to school facilities had remained after 1976, though at 
reduced funding levels, and has been phased down since 1980 as the 
program was completed.. 

Municipal Facilities 

Many of Boston's police stations, fire stations, libraries, 
community centers, and public office buildings were newly constructed or 


renovated during the 1960-1980 period. Significant investment in 


24 


municipal facilities occurred from 1963-1971 when almost three quarters 
of all monies were spent, including large sums for Hynes Auditorium, 
Boston City Hospital, and the Boston Public Library annex.. Asan 
consequence, a large share of these structures are modern as new public 
structures replaced the old. The 1971-77 period was accented by more 
neighborhood development in the areas of health centers, libraries, 
police and fire stations, and community buildings. The much smaller 
investment since 1977 reflects the fewer dollars available for capital 
spending, with only minimal amounts going mainly for upkeep of existing 
buildings. 

Water/Sewer/Streets/Highways 

Pubiic works projects, the third major capital improvements item, 
accounted for fifteen percent of all capital expenditures. The 
replacement, extension, or maintenance of water lines, sewer systems, 
and public roads required a steady stream of capital investment over the 
twenty years. A slightly greater emphasis on public works construction 
occurred in the 1968-1976 time period. The Boston Water and Sewer 
Commission, was spun off in 1977 as a separate agency to provide better 
service and to perform capital improvements with user fee charge 
funding. This action would have permitted the City to give more 
attention to streets and bridges, although the decreasing overall 
capital budget did not allow this to happen. 

Urban Renewal/Economic Development 

Boston's capital investment program has shifted increasingly toward 
the emphasis on economic development. In the early 1960s the urban 
renewal program was almost totally funded by direct federal assistance 


and was not City-funded. (See Appendix Table III.) Beginning in the 
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mid-1960s the City supplemented the use of federal funds with its own 
resources for economic eer elatnedt purposes. Such project-related 
investment as site improvement, infrastructure development, and joint 
public-private ventures are some of the uses of these funds. Originally 
done for selectively-designated urban renewal areas, the focus shifted 
toward a smaller number of specific projects in the late 1970s. 

Hospital Facilities 

During the 1970s, funding for hospital and community health 
facilities became an important part of Boston's capital improvements 
program. Seventy-five percent of all hospital funding took place in the 
eight years from 1968-1976. Most of the expenditures went for the 
additions to and improvements of Boston City Hospital. This was one 
project item that was noticeably reduced with the cutbacks in the 
capital program after 1976. 

Parks and Miscellaneous 

The remainder of the capital improvements program budget went to a 
variety of small categories--parks, traffic and parking facilities, 
building renovations and maintenance, departmental equipment, and 
others. New development and improvements for parks and recreational 
facilities became an area of increased attention during the 1970s as a 
substantial number of projects were finished. Concern for the 
maintenance and renovation of older buildings and equipment grew in 
importance as reuse became more profitable due to inflation and fiscal 


austerity pressures. 
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v. CAPITAL EXPENDITURES IN THE 1980s 

The 1980s ushered in an interim of capital improvements neglect. 
Proposition 24 and court-ordered tax abatements brought about 
uncertainties in the financial community regarding Boston's ability to 
continue to finance long-term debt and provide a sound fiscal ship. The 
City's bond ratings were suspended, following November 1980, and Boston 
was not able to issue a long-term Becteerel obligation bond until 
September 1983. The City had no other option but to reduce capital 
expenditures during this time span. (Table 15). 

Capital expenditures totalled $24.7 million in fiscal 1981, $7.6 
million in fiscal 1982, and an estimated $20 million in fiscal 1983. 
These expenditures involved the completion of projects obligated and 
underway prior to 1981. In the 1981-1983 years, an annual average of 
only $17.4 million per year was spent on all types Brett 
improvements while no general bond obligation debt was incurred. The 
City was required to use General Fund revenues to pay for capital 
improvements over this time span. Because the City was in this tight 
position the remedy for repaying the General Fund will require payments 
out of Bond monies received in fiscal year 1984 for capital expenditures 
of earlier years. Thus, capital improvement expenditures will be 
limited as the shortage of funds permits. 

Even with this austere fiscal situation Boston is still under court 
obligation to undertake improvements on the Deer Island House of 
Correction, the Charles Street Jail, and two High Schools. It is 
expected that after repaying the General Fund from fiscal year 1984 Bond 
monies, the remainder will go to these requisite improvements. Any 


leftover funds will go to economic development projects, expanding 
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Table 15 


CAPITAL EXPENDITURES AND BOND AUTHORIZATIONS IN BOSTON 
(In Millions of Dollars) 


Year Capital Bond 
Expenditures Authorizations 

198i $24.7 } $ 0 
1982 7.6 0 
1983 20.0 0 
1984 30.0 55 
Total $82.3 $55 
Average $20.6 $13.8 


Source: Boston Redevelopment Authority Research Department, 1983. 


* rv hate : bet? a 
jue vine ~ + ‘ 2 
‘ereallcs ‘eDON ft aa 
babe mts tdten 
L- 3 ins 
a  ) 88 ome 


oe ie 7 naan a 


svebsd aoeod & 


28 


offices of both the School Committee and the City Council, and 
restarting the repair of streets and infrastructure. Because this 
situation is so tight, Fre City is arranging to sell some of its Parking 
Garages in order to begin financing and gearing up for a new Capital 
Improvements Program. 

Thus, the 1980s has presented a bleak situation for Boston Capital 
Improvements. The four years, fiscal 1981 through fiscal 1984, 
represent an austere time for capital expenditures. It appears that 
only by 1985 could the City once again be in a position to resume a 
regular Capital Program. The interruption of the Capital Program in the 
early 1980s occurred at a time when infrastructure investment had 
already been declining. The patchwork financing measures of the early 
1980s must give way to new, inventive, and stable financing measures if 


a regular Capital Improvements Program is to resume. 
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Appendix Table I 


CITY OF BOSTON NET FUNDED DEBT, 1945-1980 
(In Millions of Dollars) 


Year Debt Price ei Debt 
(Current Deflator (Constant 
Year $) FY80 $) 
1945 95 6.84 650 
1946 93 6.24 580 
1947 96 5.45 523 
1948 99 4.86 481 
1949 75 GOL 350 
1950 ys, 4.57 343 
1951 71 4.19 297 
1952 . 69 4.01 Lid, 
1953 65 Je92 255 
1954 64 282 244 
1955 61 Sere | 22) 
1956 59 apd 202 
1957 fi 3.38 240 
1958 ig BASLE, 370 
1959 103 Sout SR: 
1960 101 3.14 ‘ YY 
1961 97 300: 297 
1962 95 2.94 279 
1963 95 2287 273 
1964 109 2.81 306 
1965 111 Ledhe 302 
1966 118 2.59 306 
1967 142 2.44 346 
1968 158 yas Wb 365 
1969 176 cage 380 
1970 ru Pa LW, 422 
197 264 1.86 491 
1972 326 Pare SAe 
1973 = - ~ 
1974 365 we68 588 
1975 377 1.44 543 
1976 431 ino 573 
1977 472 jE ae 590 
1978 500 Lil7 585 
1979 ws Wy’, 1.09 564 
1980 534 1.00 534 


Implicit Price Deflator for "State and Local Government Purchases of Goods and 
Services," 1980 = l. 


Source: City of Boston and County of Suffolk, "Annual Auditing Department Reports," 


also Boston Redevelopment Authority, A Decade of Development, 1968-1978, 
1979. 
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Appendix II 


PUBLIC SOURCES OF CAPITAL OUTLAYS IN BOSTON, 1960-1980 
(In Millions) 


Fiscal General Special Total From Total 
Year Revenue Revenue Federal Long-Term Capita] 

Fund Fund Sources Debt Issued Outlay 
1960 ae ol 6.1 9.0 Loon 
1961 8 o2 1.5 Ded Siz 
1962 4 73 aye fle 1055 Diag 
1963 of o3 - 14.9 15.9 
1964 oo 4 22.4 Ld. 41.6 
1965 8 -4 5.0 Loy, 19.9 
1966 8 4 Lin6 1932 32.0 
1967 9 -4 LHe 6 24.0 40.3 
1968 ins dieu yas rhe 30.0 5622 
1969 he at i333 30.4 46.3 
1970 1.2 ; Epa Live 56.8 76.3 
1971 Pes 8 Ee 75.8 LETo2 
1972 ede af LO ah 70.9 Si aD 
1974 age y - 25.0 69.2 96.3 
1975 8 - 58.6 89.6 149.0 
1976 9 - Heke yet 107.6 pe 
1977 ru 02 34.6 58iaa 94.1 
1978 1.0 ok JI60 46.5 103.4 
1979 1.8 oh WAG) 46.3 60.9 
1980 2.0 35) ce] 52.8 56.0 
Total ea Dee | 8.2 380.0 845.0 1,260.4 
; Table 8 less general and special revenue funds (columns 1 and 2). 


Summarized from "Structures and Improvements" and Land and Non-Structural Improvement: 
columns, Summary of Expenditures, General Revenue Funds. 


3 From Summary of Expenditures, Special Revenue Funds. The two largest annual expend- 
iture items were Water and Sewer Capital Improvement funded from income revenue and 
4 State Highway Programs funded from federal sources. 


See Appendix Table III. Federal, not City-funded, expenditures. 


Federally-funded capital spending of semi-autonomous agencies--does not include 
Massport, MBTA and MDC. 


Source: City of Boston and County of Suffolk, Auditing Department, Annual Reports. 
Compiled by BRA Research Department, 1983. 
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Appendix III 


* 
FEDERAL FUNDING FOR CAPITAL EXPENDITURES IN BOSTON, 1960-1980, BY SOURCE 
(In Millions) 


Year Urban Urban Urgent CDBG? LPW> EDA 3 UDAG? Other? Total 
Renewal Renewal Needs Title I 
Rehab 
1960 6.137 - - - - - - - 6.137 
1961 Leoue - - - ~ - - - D202 
1962 -474 - - - - - ~ - 474 
1963 - - = - - - - - - 
1964. 22.423 - - - - - ~ - 22.423 
1965 5.013 3 - - - - - ~ 5.013 
1966 Tt.593 047 ~ - ~ - - - 11.640 
1967 14.936 044 - - - - - - 14.980 
1968 23.380 141 - - - ~ - - 23 eon 
1969 13.047 207 - ~ - = - ~ 13.284 
1970 17.078 eL/5 - - ~ - - - bh 253 
1971 Lh gr de Aa .060 - - - - - - 39.282 
1972 13.619 056 - - - - ~ - ety pis 
1973 14.896 -108 - - - ~ ~ - 15.004 
1974 9.576 061 - - - Ay ~ - 10.049 
1975 58.582 069 - ~ - - - - 58.651 
. 1976 12.240 024 6.000 5.098 ~ - ~ - 23.262 
1977 7.059 ik is 6.100 6.545 7701 7.148 - - 34.588 
1978 16.568 -108 5.799 3.04.03 15.963 Pah eR Gh 10.4 1.400 55.786 
1979 4.047 - 3.380 O77 - sesed hele: - 122626 
1980 - ~ ~358 032 ~ - prises -490 - 883 
otal 2915392 L165 21.637 Rely ae 23.664 I BEALS bo lias 24 1.890 380.000 
1 


Annual Summaries of Item I Capital and Rehabilitation Grants from HUD, Accounting 
Department, Boston Redevelopment Authority. Amounts are cited in year actually recievec 


2 Wermiel, Sara and Flanagan, Lisa, A Program for Expanding Opportunities: New Directions 
for Boston's Community Development Block Grant (draft). 
3 CDBG amounts are those budgeted by the City for Public Infrastructure. 


Boston Redevelopment Authority, Comprehensive Economic Development Strategy (Annual 
Progress Report to EDA). 


L979- Report:.; Tables: 2.274, 2.15. 
1980 Report: Tables 2.15A, 2.15B 
LPW - Local Public Works 
EDA - Economic Development Administration 
UDAG - Urban Development Action Grant 
Other -— 1978 Land and Water Conservation Fund-Dept. of Interior $1,400,000. 
1980 Bureau of Outdoor Recreation (HCRS) $400,000 
Department of Transportation $90,000 
Only includes direct federal funding for capital outlays. Does not include federally- 
funded capital spending of semi-autonomous agencies--Massport, MBTA, and MDC. 
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